Towards a planning strategy for older neighbourhoods by McKee, Christine
 
 
 
 
 
 
 
Towards a Planning Strategy for Older 
Neighbourhoods 
 
 
 
 
__________________ 
 
1977 
 
__________________ 
 
 
 
 
 
The Institute of Urban Studies 
 
 
 
 
 
 
 
 
  
 
 
 
 
 
 
 
 
 
 
FOR INFORMATION:  
 
The Institute of Urban Studies  
The University of Winnipeg 
599 Portage Avenue, Winnipeg  
phone: 204.982.1140  
fax: 204.943.4695  
general email: ius@uwinnipeg.ca  
 
Mailing Address:  
The Institute of Urban Studies  
The University of Winnipeg 
515 Portage Avenue  
Winnipeg, Manitoba, R3B 2E9  
 
 
TOWARDS A PLANNING STRATEGY FOR OLDER NEIGHBOURHOODS 
Published 1977 by the Institute of Urban Studies, University of Winnipeg 
© THE INSTITUTE OF URBAN STUDIES 
 
Note: The cover page and this information page are new replacements, 2016.  
 
 
The Institute of Urban Studies is an independent research arm of the University of Winnipeg. Since 
1969, the IUS has been both an academic and an applied research centre, committed to examining 
urban development issues in a broad, non-partisan manner. The Institute examines inner city, 
environmental, Aboriginal and community development issues. In addition to its ongoing 
involvement in research, IUS brings in visiting scholars, hosts workshops, seminars and conferences, 
and acts in partnership with other organizations in the community to effect positive change. 
1NS:.TITUTE 8F UR2i.i-! ;'Jf\Jg!~S 
_UNiVERSiTY OF WINr.Jif.lE:§ 
TOVIARDS A PLANN I NG STRATEGY FOR 
OLDER NEIGHBOURHOODS 
Compiled by staff of the Institute of Urban Studies: 
Christine ~kKee 
L I oyd Axworthy 
Gene ~HI gram 
Alan \•lhittle 
January 9 i977 
CONTENTS 
Towardsa Planning Strategy for Older Neighbourhoods 
1. Purpose 
2. Program Strategies· Used E I sewhere 
3. Concept of a Conservation District 
4. Where and in What Ways has the Conservation District 
Model Been Used Elsewhere? ..... 
5. What Lessons Have Been Learned Form 
Other Areas Using Conservation Districts 
4 
5 
6 
8 
as a Planning Strategy? ........... 10 
6. Is the Conservation Mode! an Appropriate 
Planning Tool for vvinnipeg? ........... 11 
7. What are the Variables That Need to be 
Controlled In a Conservation District? ..•...•.... 12 
8. Existing Powers Available to the City to 
AI low for the Creation and Management of 
a Conservation District ........... 16 
9. The Municipal Housing Corporation as a 
Mechanism in Strategy Implementation ........... 17 
10. How rJJ I ght a ConservatIon Strategy \llork in 
Particular Winnipeg Context ........... 19 
11. Conclusion ......•.... 23 
O_i.b llography_ • . . • • • • . . • 24 
TOWARDS A PLANNING STRATEGY FOR OLDER NEIGHBOURHOODS 
There are 84,000 housing units in Winnipeg's inner city area, 
i.e. 50% of the total housing stock of Metropolitan Winnipeg. Twenty-eight 
thousand of these units were bui It before 1920 and many before 1912. Ninety 
percent Cor approxl~ateiy 25,000) are wood-frame. It can be seen therefore 
that a large proportion of housing stock in Winnipeg s older neighbourhoods 
is reaching an advanced threshold In terms of age and condition. Cruc al 
decisions are being made by Individuals such as homeowners~ revenue property 
owners, landlords and private and pub I ic agencies such as banks, deve opment 
companies, municipal and provincial departments and corporations in response to 
this situation, which in an ad hoc way, is determin ng what happens to our 
older housing stock. These decisions fue and trigger the process of neighbourhood 
change and i rrevers I b I y affect the shape and nature of \Ni nn i peg for future 
generations. 
The individual's decision to rehab! I ltate or upgrade his or her home is 
affected by Its market value; potential future return on the investment made 1n 
upgradln~the abi! lty to find funds to f nance renovation; and the confidence 
the owne~ his or her nelghbours,and other agencies such as banks, contractors,etc. 
have in the. neighbourhood In which the house is located. t is essentially a 
gamble which the individual homeowner takes based on we ghing different costs 
and benefits. The balance of the decision can be eas! iy upset factors 
beyond the Individual's control such as a planning intervention like road 
widening, that reduces the size of the yard and causes major noise and pollution 
problems,or a decision by a developer to locate a high-rise in the immediate 
vicinity, causing shadow and I lght problems. The developer, motivated by prof t 
has preferred to take the decls on to demolish existing older residential. 
property to make way for res dential or commercial high-rise structures rather 
than rehab! I !tate the existing building, particularly if it is located on 
valuable land in or near the central business district. There Is no incentive to 
do otherwise. 
So far the City of Winnipeg has not responded to the situation of 
incipent dec I ine of our older housing stock in a strategically planned way 1 
except in the designation of Neighbourhood improvement Areas. Progress 
has been made in these areas in halting and reversing the process of 
neighbourhood decline, but the program has the disadvantage of being 
capital intensive and rei es heavi yon one major source of federal 
government funding. It cannot therefore be used extensively throughout 
the inner city area without substantially increased federal and provincial 
support. 
In a I other cases the c has tended to make ad hoc decisions 
in response to ad hoc problems. !n a situation vvhere planning dec sions 
are not related to overall planning objectives for the city or particular 
parts of the city or related to a strategically planned housing pol cy, 
mechanisms used by publ c agencies to control development such as zoning, 
code enforcement, regu at ons, etc. developed by ci representatives 
with the best of Intentions, can be extremely blunt Instruments. !nseffiitlve 
or over-strenuous applicaton of particular code enforcement regulations 
can also have similar unpred ctab!e and undesirable results. These problems 
are compounded by the capIta Investment pai·tern being fo I I owed by the C l 
of Winnipeg. Datal Is recently released In connection with the City of 
Winnipeg proposed 5 year cap tal budget for 1977-1981 show that the revised 
budget is almost entirely devoted to providing regional services for the 
servicing of new suburban development at a cost of $380.000.000. No major 
improvements to existing systems are Included i.e. no new inner ci 
transportation facl I ltles, no new park developments and no Improvements to 
the transit system- only maintenance of existing service levels. 
The effects of an ad hoc approach to planning for older neighbourhoods 
has produced a number of effects about which the Institute of Urban Studies 
wishes to express its concern, 
1. There has been an unacceptable loss of existing housing units, particularly 
ow-income units at the bottom end of the housIng market wh l_ch offer I ow cost 
options to consumers. it was determined as of July 1976, that the Apartment 
Upgrad ng By-law has resulted in the closing or demo! ltion of some 229 housing 
units In the city and that the Maintenance and Occupancy By-law has resulted ln 
the removal of approx mate y 70 structural !y sound units. The M;anitoba Landlords 
Association estimates that by the end of 1976 as many as 800-1000 units may be 
_; 
taken off the market mainly as a direct reaction to these two by-laws. 
This situation has two ser~ous lmpl !cations. 
a) Traditionally, inner city areas have provided housing for varied population 
groups, including a significant proportion of low income people such as the 
elderly, the new Immigrant, the student, young workers, and the single 
parent fami iy. Many of the units lost provided low-cost accommodation for 
these low income groups. It is unl lkely that alternative accommodation 
can be provided for these groups without deep pub! lc subsidy. 
b) High captla costs of b i I ding new units have placed the per unit cost, 
whether paid as a purchase price or an economic rent, at a level that is beyond 
the means of most Canadians let a I one i ow income groups. In a recent speech, 
WII I iam Teron of C.M.H.C. pointed out that the economic rent required to 
carry present high price plateaus I ma,-<:e it lrtual !y impossible for rental 
accommodation to be bui t that s viable and affordable by most Canadians 
of moderate means. Government and society are ca I I ed upon to pay the 
d fference. Almost 100,000 faml I ies in 1976, out of 250,000 start~wll I receive 
subsidies from government. 
The real social and economic costs of destroying our older housing 
stock and having to replace them with new accommodation are therefore enormous. 
2. Several older historic buildings often converted into multip e dwel I ings 
have a ready been demolished or are threatened with destruction. It is not 
suggested that older, hisrotic bui I dings should be treated as a 'sacred cow' 
but that there should be mechanisms for delaying demolition, unti I the mer ts 
of saving bul dings in good structural condition, and with features of 
historic, architectural or aesthetic Interest are fully Investigated. This is 
particularly Important in relation to buildings fulfi I I ing a useful housing 
function. 2 
1. \'Iii lam Teron ... Remarks to Urban Land Symposium, Canad!an Council of Social 
Development. Calgary. November 30th, 1976. 
2. A new anti-demo! tion by-la1>1, tabled early in December by the Environmen"'r 
Commission will be a useful new tool aval !able to Clty Council to protect 
o der buildings with features of historic interest if lt becomes 1aw. 
3. Too often, private developers and pub I ic agencies such as M.H.R.C. have 
preferred to develop sites which involve demolition of existing bul !dings 
rather than develop vacant sites. The cases of 11 Kennedy St. and 420 
and 424 Edmonton are manifestations of this situation. However it was 
estimated in 1976 that .there are at least 60 acres of vacant land in Winnipeg s 
inner city. 
The cases mentioned above also i I ustrate that under the present 
planning arrangements the ntr nslc value of existing housing, its present 
function in the housing market and 1ts social value to present owners or 
tenants are very much secondary considerations in relation to the land value 
on which the hous ng s ocated part cu arly f the land is in or near the 
central business district are~ , 
4. There seems to have been a ack o-f interest and concern n conserv ng 
ex sting bui I dings partlcularl older housing stock in the inner core and 
central business dlstr cts of nn~pego As costs of bui I ding and f nanci ng 
..:-
new construction continue to escalate TIS vital that former priorities 
and the preference to remove rather 1'-ha rehabilitate older bui dings be re-
examined. 
5. F nal ly, development In older neighbourhoods In Win lpeg has tended to 
be spasmodic and has not been related to carefully formulated social and 
,,..: 
economic planning goals. Experience e sewhere, particularly in the United 
States, suggests that if older neighbourhoods are left to the vagaries of the 
market system 1 s present m lx of Incentives Unci ud i ng governmenta I ones) 
neighbourhood decline, bll.ght, ·abandonment and social and crime related problems 
are ke I y to pro I l ferate. 
1. PURPOSE 
In view of these concernst the institute of Urban Studies has produced 
this short position paper for the fo lowing purpbses. First, to urge pub ic 
bodies to develop strategies for the renewal of older neighbourhoods that 
Involve a more planned approach, which is related to defined social and economic 
goals. There !sa need to provide a p!annlns:J framework that wli I a) produce 
balanced communities with a more desirable mix of different kinds of residentia 
and commercial land use, and different socio~economic groups and b) provide 
incentives and provide a cata yst for Individual and collective, private 
and publlc,actlon which wll I allow overa! I plann ng goals to be ful lfl I led. 
Second, our Intention Is to begin a dialogue with and between pubi ic 
agencies such as the City of Winnipeg, C.tvl.H.c., M.H.R.C. 7 other interest 
groups and the people of Winnipeg about the kind of planning strategies 
that might be appl led in Winn peg. 
Third vve attempt to make specific suggestions about strategies that 
might be tested in Winnipeg. 
2. PROGRAM STRATEGIES USED ELSEWHERE 
Stragetles used elsewhere to provide an ntegrated planning framework 
re ated to clearly defined social and economic goals for cities or 
part cular areas within the c have been d versified and varied. There is 
no cookbook approach. Many combinations of legal, financial, administrative 
and economic tools are be ng sed n c ties to create the climate necessary 
to encourage ndivlduals and ic and pr vate agencies to make afflrmat ve 
decisions wh ch allow overall panning goals to be achieved. 
Vancouver and New rk have used transferable development rights as a 
f nancial tool to pay for h storic preservation. Toroni-o, Vancouver and 
some American cities have anti-demoi ltlon procedures, not as an end in 
themselves but as a tool to a iO\il/ time to negotiate ith the owner of a bu ld ng. 
Portland, Oregon, has a revo ng ow- nterest home repair fund, 3 while other cites 
4 have enlisted the co-operation of financia institutions· to provide flexlbl ~ i 
In the processing of loans and more aval labia options for loan capital. Some 
cities have prov ded 1 lending I brary' services to provide tools to indiv duals 
who are wl I I lng to undertake repa rand rehab lltatlon work themse ves, coupled 
"' with the provision of free professional advice and guidance.J One ci has 
deposited city funds with a particular bank to provide 'a line of credit' and 
guarantee aga nst rls loans that might otherwise not be 11ven. 6 What a 
3. .. Practicing Planner una 1976, p, 15. 
4. Ibid. p. 26-30 Mortgage Banker Says Planners can Encourage Private Lending In 
Older Ne ghbourhoods.' 
5. H.U.D ..... Neighbourhood Preservation Catalogue. 
6. . .... Practicing Planner, June, 1976, p. 16. 
efforts appear to have in common is that no one program operates in isolation, 
Communication amongst government~ residents, regulatory agencies (such as 
Rent Contro Boards)and Institutions Is constantly encouraged so that 
a I I actors and dec is l on makers have a sense of confidence and fee I I ng that 
they are being kept informed, 
3. CONCEPT OF A COI\ISERV f\,T I ON D l STRICT 
One avera I I pI ann i ng framework that has been used e I sewhere to l n-'regrate 
a variety of programs n older ne ghbourhoods has been ~rhe notion of a 
conservation distr ct. The objective of a neighbourhood conservation dlstr ct 
is to create an avera I c mate wh ch encourages a process o·f s I ow and ncrementa 
improvements to the ex st ng hous ng stock and social and phys cal infrastructure 
of a ne ghbourhood. It does thls not massive i n·fus ons of money to t nance 
'new renewal 1 • but drav-1 ng upon the spec fie strengths of a particular area 
" and manipu atlng a variety of forces to inf uence the decisions of individual~ 
and pub! ic and private agencies, I iving or operating in the area. It provides 
ncentives and dlslncent ves. it uses the carrot and stick approach to 
encourage Individuals and organlzat ons to take decisions that wi I! allow 
overal I p annlng object ves to be achieved, 
The concept of conservation districts s not entirely new n Winnipeg. 
The present federally funded, but locally administered Neighbourhood mprovement 
Program operating in three se I ected areas in \All nn i peg is one type of conservat on 
strategy. In what v.tays s the conservation model we are proposing different 
from the program a I ready being used? Perhaps its major difference s the greater 
rei lance it places on ex sting planning contra sand the orchestration of 
ex sting Instruments nto a new p ann ng strategy. It also involves more 
Intensive use of the powers conferred on the Cl by the City of Winnipeg Act and 
provides the opportunity for the cl to fulfl I the spirit of the Act by acting 
as a co-ordinating and policy lnft1atlng rather than a reactive body, a role 
clearly envisaged for the ci B I I 36, 
More specifically the conservation district mode would make strategic 
use of the planning machinery devised by the City of Winnipeg Act6.e. the 
district plan and action area powers) to allow the city to control and fine 
tune planning strategies for a particular area according to the needs of 
the area and carefully formulatedobjectives and gu!del ines for the area. 
It cou d also involve selective acquls tlon and incremental site by site 
approval and action rather than large sea e and rapid change. The concept 
has the advantage of being a purely ci !nit ated program and wou d nvolve 
ex sting poI t i ca I mach nery to corra I Interest groups ! nto co-operatl on vv th 
the overa I goals of the conservation district. 
The conservat on district model would not depend on large Infusions 
federal capital as the N.l .P. and R.R .. P. program~ Rather it would develop 
new financial tech iques 
institutions such as banks 
work ng In co-operation private investment 
oca~ credit un ons, trust companies etce to proV de 
can capital for rehabl I tatlon and nvestment purposes. For example, techniques 
' -'-~uar:--anTee ;O pr vate enders by the depos t of e funds such as providing a 
to stand as securl against bad r sk loans or providing Initial publ c money 
for acqulslt on and rehabl I ltat on of buildings which could then be mortgaged 
through conventional lending nstitut ens, providing a ro l-over credit operat1 
are new financia tools which m ght be appl led. Such techniques would have the 
added advantage of offsett ng the present reluctance of private institutions 
to lend in some older inner c area~ The conservation district mod~! can. 
however, attract federal funds aval lable for rehab I tat on of older hous ng 
through the non-profit veh cle. 
Other ne\1\1 planning techn ques wh ch a conservation district approach could 
use are transferable development rights and anti-demolition procedures. It cou d 
be a test-bed 1 for many different kinds of new planning Innovations which could 
be shaped to suit the local situation In Winnipeg. 
Therefore, the application of a conservation distr ct strategy is 
complimentary to the present NIP programs. It can be us.ed in a wide vare -'rv o·f 
older neighbourhoods where N P programs are not being applied for financ!a~ 
rAasons. t should be seen prlmari ly as a preventative approach -offsetting 
continued deterioration and protecting agai.nst unwise- and unproductive !and use. 
-1. VIHERE Al10 IN \'/HAT ~vAYS HAS TilE COtlSERVATIQrj DISTRICT tJlODEL BEEN USED 
ELSE':1HERE? 
Allegheny County, Pennsylvania beoan a neighbourhood preservation 
program in l~ay, 1976. Target ne ghbourhoods in four municipalities were 
initially selected for comprehensive programmi-ng, The neighbourhoods 
selected as preservation areas were chosen according to criteria such as: 
environmental considerations !·e, freedom from major env ronmental problems 
and freedom from confl let ng plans to change residential character of the 
neighbourhoods; structural cond tons ie, the need for rehabi I itation had to 
be evident, but the neighbourhood housing stock was not to have deteriorated 
to a point where it could not be saved; attitude of residents was considered 
another important variable and the r understanding and support of the program 
v 
has to be demonstrated via m nutes of pubi c meetings and survey of ocal res dents. 
In addition, each munlcipa had to make a committment to undertake appropr ate 
pub ic i rovements; and nelghbcurhood market condit ons \vere preferred \vh ch 
exh bited a stable rather than dec n ng housing market, and where mortgage and 
home mp rovement I oans 111ere read y ava ab 1 e. 
The ne ghbourhoods se acted had an average of 248 struc~Ores homeovvnersh 1 p 
ranged from 54% to 80% of a! occupied units, and med an tam ly income 
approximated $8500. 
Each housing unit n a se ectad area Is nspected on a systematic basis 
for compliance with plumbing electrical, fire and bul lding code enforcement 
regulations and volunteer compl ance is encouraged. Homeowners are sent information 
explaining the program and inspect on process, pr or to nltiai inspect on and 
prov dad with the services of a rehab! I itatlon specialist and f nanclal counsel or 
after inspection. Two types of financ al assistance are being prov ded: subsidized 
toans for bankable res dents offered in co-operation with private lending 
institut ons and high risk loans for nonbankab!e residents. The max mum 
loan Is $8500 per dwel lng unit Including a maximum of $3,500 for desired 
improvements above code standards and loan recipients, pay an effect ve nterest 
rate of 3% or less. For bankab e res dents, thls Is made possible a 
grant from Action Housing Inc. a non-prof t ocal housing agency. Maximum can 
term for the bankable res dents is 12 years. The High Risk Loan Program s 
administered directly by Action Housing Inc. for those p~ople who cannot secure a 
loan from participating lending lnst tutlons. A loan committee determines what 
the interest rate w i I be ( O% to 3%) in each case and a I I ows I oan terms of up 
to 20 years. 
As of June 1976, three or four neighbourhood of.fices had been established, 
program I i terature has been d stri buted to a I I target area residents, severa I 
workshops has been conducted and approximately 25 properties had been inspected 
in each target area. The program s scheduled to be completed in approximately 
18 months. 
The conservai" I <Dn d str ct mode I as a so been app I I ed in Norfo k;p VI rg n a. 
The Conservation Project here was n t ated the Ghent Civic League in the 
ear y sixties and subsequent y des gnated a Conservat!on Area by Norfolk Ci 
Council in 1969. It has been the key to revlta ization of the Ghent area of 
Norfolk. The purpose of the Ghent Neighbourhood Conservation Program has been 
to prevent further deterioration of Ghent; to restore res dentia dwel i ings 
in keeping w th the unique hlstor cal character of the area; to remove 
undesirable properties from the market through condemnation and demolition and 
to in tiate public improvements. To accomplish these goals, the Conservation 
Program enforces special hous ng codes developed by Norfolk Redeveloprren-r and 
Housing Authority (!:. t.1unicipal Housing Corpora·tJon 
To enab e homeowners to correct code elations~ the Ci of Norfo I k makes 
locally founded below-market nterest rate rehabil !tat on loans availab e to 
residents of the area. The Ghent area redevelopment plan also attempts to 
preserve the historic qual of the nelohbourhood by improving streets, gardens 
and parks and by provid ng gu del nes for restoration of old homes. 
The total budget for the Ci of Norfolk's Conservat on program equals 
$ 20 m i I 1 on which covers three areas besides Ghent. Budgeted funds pay for 
* costs of housing, street lighting and parks. 
The two examples described above have been used to I I lus-t-rate how the 
conservation district concept has been implemented in particular areas. Their 
experience is by no means un que. The conservation district rrodel has been used 
successfully in many other areas such as Berkeley. Cal lfornla and Arlington County, 
* The capIta I costs I nvo I ved l n f nanc ng this k. nd of mode i as a means o-F ma I nta l n In~ 
existing hous ng stock are very sma I compared ith the capital costs of 
servicing new surburban housing development. 
Virginia, as a tool to preserve oider neighbourhoods. 
5. WHAT LESSONS HAVE BEEN LEARNED FADM OTHER AREAS USING CONSERVATION 
DISTRICTS AS A PLANNING STRAIEGY? 
Lessons learned from other areas which have used the conservation 
district concept inc ude: 
1. ,A, broad brush approach Is un\F~Orkabie. Strateg es devised must be able 
•V 
to deal with each building nan area on a lnd vidual ba~is In the development 
plan, zoning and code enforcement areas. 
2. The combined nvolvement of publ c, private and cit zen groups is 
essential to encourage the nvo vement of and balance the power of alI 
the interest groups that are necessary to make the concept IF~ork. e.g. the 
w I i ngness of f nanc i a I i nst tut ons to supp ement and comp I ement government 
action. and cit zen Involvement to exert peer group pressure and ga n volunta 
code compl ance. 
3. Code enforcement must be app ied flexlb y and sensitively. The co-operation 
and education of ndlviduals and off c als is necessary to ensure that they 
understand the relevance of ndiv dua act ons and their relationship to the 
total process. 
4. The selection of a target area n which to apply neighbourhood preservat on 
strateg es s cruc a I . A I so, the targeting of resources into sma , we I def ned 
areas Is essent al in order to demonstrate an immediate visual Impact. These 
crlterlaare necessary if attitudes of c tizens, nvestors, realtors, appraisers 
and lenders are to be changed. \'fithout altering percept ons, it is unl kely that 
decline wi I be stemmed. 
5. Neighbourhoods on the marg n of dec ine can be preserved through the conservat on 
district strategy. Such ne ghbourhoods can also provide a base for pub ic and 
. t . . h 7 pr1va e commun11y ous ng. 
7. Massachusetts Housing Finance Agency ~ c ~A Soc a ,t;udit of Mixed ncome Hous!:1g., 
6. iS THE CONSERVATION DISTRICT ~10DEL At~ ,1\PPROPR I ATE PL1\NN l NG TOOL 
FOR ltJ.I IJN I PEG? 
Older European and many American cities have previously been 
confronted with the challenge of coping with the problems and legacy created 
by the past, while progressing into an age of technological change. Unti I 
recently, Winn peg has enjoyed the luxury of being able to ignore the 
prob em of incipient decline of its older neighbourhoods, partly because i·r 
is a young city and partly because the symptoms o-f deci ine such as dilapidation, 
abandonment, worsening of soc a problems etc. have not been highly vis b e. 
However, this situation s beginning to change andpositive plann ng strategies are 
required before the threat o-f decl ne n part cu ar areas of Winnipeg becom~a 
rea I ity. 
Many of the basic tools necessary to set up a conservat on district 
such as zoning, the commercia and lend ng system, housing maintenance 
and bui I ding codes, etc. already ex st n Wlnn peg. 
However in the past .• the r spec fie appi cat on and interrelationsh ps 
have dealt in criteria and approaches that are more appropriate to the creat on 
of nev1 structures on vacant I and rather than the adjustment and mprovement of 
\~V'hat already exists with am n mum of disruption. 
n \~innipeg, acceptance of the conservation distr ct model will require 
a re-defin tion of the social and econom c plann ng objectives of the city, 
t may also require ash ft of cultura values so that present resources are 
used to the maxi mum rather than premature y destroyed and rene1>1ed at great 
econom c and social cost. Hovvever, it sour contention that is is a concept 
worth experimenting with. 
It would also require changes n the proposed city cap tal budget for 
977-78 to give Inner ci areas some share in new capital investment. The 
cost savings in us ng existing nfrastructure versus ever extending new suburban 
capital services as a means of conserv ng and renew ng new housing stock is 
i I ustrated by the case stud es described above. 
7. VJH/\T ARE THE VARIABLES THAT \r,iOUlD NEED TO BE CONTROLLED IN A 
CONSERVATION DISTRICT? 
1 • Lega I I and use contra Is that create both incentives and restrict ons 
'"-
for the way the market operates: ie. zoning three-dimensional urban design 
contro s, site plan restrictions, transfers of air rights to development, distr ct 
plans, building height restrictions s te controls, etc. The key is how 
sensitively these tools are used. Ther-e is a choice o·f lot by lot des gnat ons 
n a sma I area p an, or genera categories, or a system of percentage type 
contro s with an overa i geographic area Cas a planned unit development control 
system designates an ai cwab e perceniage of coiT'merclal space for a tota number 
of residential units, but does not spec exactly where on the land fn quest1on 
the commerc al space must be bu it). !n other words, these a+ter controls deal 
with funct ona uses of bu dlngs. the scale of development, ahd the qua it es 
that must be present in such a deve opment. 
2. _?uiiding codes, ,,1hlch eg sate the phys ca characteristics of construction 
standards, A cruc al aspect s their degree of fiex!bi ity and appropriateness 
for dea ing >vith rehab litat on \'i thin an exist ng bu ding structure compared 
to the details that are required (because in the case of new construction, one 
can arrange spaces and materia s as one wishes from the start). For example, 
techniques that are appropriate for dealing with f re protection by so~cify ng 
a certain type of exit system for a new bul d ng might be replaced by an 
alternate combinat on of mechanisms for hand I ing f re and smoke spread of the 
combustable contents and the behav our patterns of the occupants. 
3. llouslng codes, wh ch egis late the conditions within a bui I dings structure 
under which people may live. These Include for existing bul I dings: the recently 
adopted maintenance and occupancy by-law, the rooming housing I icensing and 
fire by-law, the National Fire Code adopted In July, 1976 (which we be! ieve 
supercedes the apartment up-grad ng by-law~ elevator, securi hea th, and other 
pes of safety codes. The key aspects are the manner ! n ;~hi ch these codes are 
enforced; the degree to vvh ch peop e understand what they are supposed to do; 
the various ways that are open to them to comply that are consistent w th their 
r v; .~· 
var ous motives for owninaresidential orooe 
} ·- """" ' ' 
; the extent to wh ch voluntary 
compliance is encouraged; and the t mlng of en·forcement orders vis-a-vis other 
simultaneous change in the economic and psychological factors affecting 
property ownership and management. 
4. Demoi itlon permit controls, and control of the ease with which alternative 
use of I arid can be substituted for the present use, both legally and under the 
prevai I ing economic cond!t ons of the market. Under certain circumstances 
the present system encourages the 'lowest and worst use 1 such as a parking lot 
in place of existing hous ng. It is true that this cou d be a preliminary stage 
in the process tovvard the eventual creations of a structure aimed at 'highest 
and best use' of the and, namely the argest bu ldlng possible under zoning. 
However, planners and the pub I ic are real iz ng that the unfettered market process 
described above s lkely to operate in the nterests of speculators and 
developers rather than the pub I ic. 
Controls need to be l place to ensure that the social value there may 
be for retaining an existing structure on a s te, rna nta ning Its current use~ 
and gl lng existing hous ng prier over 'least and worst' land uses, Is 
recognized. This cal Is for an antl-demol ton pol Icy supported I a~v that \>IOU I d 
require before permits are issued that pans be registered for the alternative 
use of the site and that "replacement~! of the torn dmm housing· starts ~D~ith 
accommodation suitable for the displaced tenants provided in the same area. In 
some cities ie. Vancouver th s is done through sec. 5.1 legislation administered 
by a municipal housing agency. ~'ihat ob iously needs to be looked at is how 
,... 
the developer should share in the responsib llty of providing suitable replacement 
hous ng of a type and income range to serve those who are d i sp I aced. 
5. Financial Aspect~ 
a) A system of property tax abatement as an incentive to undertake 
expenditure on repairs and rehab I I itatlon. 
b) Availability of loans 
Loans to undertake repa rand rehab ! itatlon work must be readily avai able. 
Where present publ lc and private sources are unwi I I ing or reluctant to lend 
to high risk borrowers or on h gh risk structures, special mechanisms should be 
instituted to offer options to borrowers and incentives to lenders. For 
example, use of capital for creating a revolving fund by the city to underwrite 
high risk I oans and a I I ow a proper i i ne of cred t, and operated in conjunct on 
"'+ 
with a particular bank or banks. 8 
c) Maintaining expectations of marketabi I lty of housing. This wil I be related 
to transportation, amenities, other competitive forms of housing and the housing 
mix: (ovmership, co-op condominium or rental) An example of a mechanism encouraging 
this situation would be the recent legislation which the province passed 
regulating the conditions under v1hich one apartment building could convert 
to condominium requiring the approval of 50% of the tenants. 
d) Faci I itating transfers of ownership where necessarh through co-operation 
of banks and other parties, to encourage a party who wou I d rather se I I than 
comply with the overall goals of the conservation district to sell to a party 
interested in the aims of the preservat on district. The most obvious example 
of this was the 11 Kennedy St. case, in which the price of land, and the ownets 
wi I I ingness or unwi I I ingness to accept an offeG determined whether groups which 
were w i I I i ng to put In upgrading money cou I d in fact acquIre the property. 
e) Avai lab! I ity of fire and property nsurance. This affects lending markets 
and the abl I ity of owners and tenants to restore what has been damaged. It also 
acts as an incentive for arsen, which Is a problem that is starting to arise _ 
In Winnipeg. 
One way of consol !dating the control of the financial variables described 
above is through the creation of a Municipal Housing Corporation. 
This could not only provide a focus for encouraging the co-operation and 
co-ordination of private and public funding for housing and rehab! I itation but 
might also co-ordinate the efforts of government related and other agencies 
in a variety of social development activities such as co-ordinating socl~l 
services, public relations and educational work. The concept of a Municipal 
Housing Corporation Is further discussed In Sectlon.9~ of this pape~ 
8. This mechanism has been used for example by Portland Oregon. VIde Practlcinq 
Planner, June 1976, p. i5, American Institute of Planners. 
9. Vide p. 17. 
6. Educational Component 
Change of attitudes of various sectors of government, industry, 
owners, banks, etc. by creating a forum for discussion of mutual interests. 
The thrust would be to change the actions of individuals and 
institutions by creating avenues of trust and communication. 
7. Co-ordination of social services 
This wou d inc I ude re-i ocat l on, matching ava I ab e housIng 'f.l i th those 
needing it, so as to meet the changing needs of var,ious sectors of the population 
n conjunction with the tim ng of the physical changes taking p ace, For 
example, the reuse of vacant structures for other purposes or the changing of 
a structure from one purpose which s no onger appropriate to another more 
. t 10 appropr1 a e use. 
8. Co-ordination of other regulatory agencies that have an impact on the area 
involved, or on the marketing ncent ves. Thls would be to ensure that they are 
f exible and that their pad cular concerns do not cause the coi apse 
of the avera I objective. For examp I e, the rent centro I board in lts day to 
day staff act ons of procedures under v,;h! ch peep! e can get rent increases acts 
as a barrier to the lending nstitutions which would lend money for people 
doing improvements under code enforcement. The lending institutions each operate 
from a fee I i ng of trust and ·fee II ngs of certa i about what wi I I happen in the 
future. Since the Rent Centro Goard staff takes six months to go through the 
process there is lacking any ab llty of the bank to make the dec sian on the 
loan application v-lith any degree of certainty about the future flnanc al 
feasibl I lty of the housing nvolved. 
10. l ,e. in the planning I terature you v.ri II see examples of the vacant schooi 
bul dings that are no longer being used or because of population shifts now 
being converted to elderly hous ng. 
9. Provision where necessary of appropriate modification of uti I ity 
systems, capital infrastructure, and de Ivery of services by the g()vernrr.-ent, 
ranging from Improvement of the infrastructure ike sidewalks and sewer, 
to provision of goods I ike trees for which owners pay and government meeting costs 
of installation. It ~tlould also be necessary to control delivery of 11 soft 11 
services such as pol ice patro pattern, pes of fire response and voluntary 
home inspect on programs. Another examp I e of a so·ft serv ce might be the 
creation of a lending faci! 
their own types of repair. 
for hand too Is to area res l dents who want to do 
0. Prov son, with appropr ate p:.Jbl icitv of professional staff services 
to prov de adv ce and he p to peep e as to how to meet code requ rements 
and their economic needs. These profess onals cou d suggest a variety 
of alternatives so that the object ves of the rec plants and the overa 
objectives of the conservation dlstrict l;e met. The motives of an owner as 
to how long he wl own a bu d ng and how and he has purchased a bu ld ng 
i nf uence whether the owner 'tiCU d want to spend money for permanent capita I 
mprovements. For example connect on li'ilth f re code regulations an owner 
who ~rilshes to hold the bu d ng for a long t me may be prepared to replace the 
walls or the woodwork because of th s ntentlon. Ho\A;ever an owner who I ooked 
upon the bui I ding as a shorterm hold ng m ght prefer to use flame retardant 
pa nt, and be wl I I ing to spend on y a smal I amount of money. 
11. Finally, it wou d be necessary to ensure that there are mechanisms for public 
hearings and for making information avai I able to the publ lc. 
AI I the var ables discussed above must be nc uded in a strategy 
which must be flexible and responsive to change over time and be 
to adapt to changing market conditions. 
I II ng 
8. EXISTING POVIERS AVAILABLE TO THE C!TY TO ALLO\~ FOR THE CREATIOr~ AND 
MANAGEMENI OF A CONSERVATION DISTRICT. 
It was mentioned earl ler that many of basic too s .necessary to 
set up and manage a conservation district already exist in Winnipeg. Additional y 
and more specifically, the City of Winnipeg Act, l971, gives wide powers to 
the City to undertake activities directly re~ated to the creation of a 
conservation district and to control ling the variables discussed above. 
Section 569 (Part 10) of the C of Winnipeg Act, !971. allows the designation 
of an 'action area and the preparation of an 'action area plan' under aus:.pices 
of the Greater Vlinnipeg Development Plan. The city is thus empowered 
to prepare policies and proposals for the comprehensive treatment of a 
particular area and/or the establishment of a social development program. 
n addition, Section 638(part 10) gives the c ty power to acquire 
or erect dwe I ings for rent or for sale with n such an action area and the 
authorization of the c s power to acquire and; rehab! I tate and Improve 
existing dwellings; prov de grants and oans to owners to carry out rehab! 111'-ation 
work; and relocate persons despiaced from residential or business premises 
nan action area is prov ded Sect ons 639. (3;5,7 8,9) 
The one area where new power s required and pol c es establ shed is 
for anti-demolition and transfer of deve opment rights. 
9. THE ~1UNICIPAL HOUSING CORPORATiON AS A ~1ECHANISM IN STRATEGY mPLEMENTATION 
It was mentioned ear er n th s paper that the creation of a munlcipa 
hous ng corporation would be a major too in managing the operation of the 
conservation district model in \1! nnipeg. It could also be an mportant component 
in deve oping a housing po cy for the ci Toronto's experience ln this f e d 
initiated in Apri I. 1974, by C ty Councl I with the establishment of a Housing 
Department suggests that lt is h gh y feasible and necessary for ci government 
to become involved in developing an avera I housing policy and integrating 
housing and planning strategies, through the aegis of a Municipal Development 
Corporation. The alms of the Toronto Corporation are not only to develop 
new housing for ow and moderate income peoplep but to rehab I tate existing 
housing in the Cl In !mj)iement ng these aims, it is involved with hous ng 
production, land assembly, buy ng and renovating exist ng housing, property 
management, co-ord nation of and ass stance to non-profit groups and program 
and pol icy co-ord nation. 
-------,~-~--~, 
In financing Its operation, it is a heavy user of federal and provincial 
funding for hous ng and rehabi I ltation purposes. In relatron to its work w th 
existing housing by using e non-profit group vehicle to rehabi I itate and acquire 
,._~ :....t\: •' \ : 
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older property, It is abie to facilitate the use of the federal Residential 
Rehabi I itation Repair Assistance Program funding for groups formed under its 
auspices. 
In \1/innipeg, although there would be front end costs involved ln 
developing and setting up the initial organization, the value of a similar 
corporation in providing a vehic e for the co-ordination of housing and 
planning policies in particular areas of the city, and the avai lab!! ity 
of federal and provincial funds to support housing programs, make it a model 
worth serious consideration city pol ley makers, both in relation to the 
Conservation district concept, and for other housing and p annlng purposes. 
10. HO'd ~·11GHT A CONSERVATION STRATEGY \lv'ORK IN A PARTICULAR vHNNIPEG CONTEXT 
For i I lustrative purposes, let's describe a possible scenario for the 
Central park area of Winnipeg. 
Central Park Is a one square block park bounded by Edmonton, Cumberland 
Carlton, and Quappel le Streets. The park Is within the slightly larger 
downt0\lry4riangle created by three major arterial roads- Portage Ave. 2 blocks 
south, E3a I mora I 2 b I ocks west, and Notre Dame i b I ock north. It is 
residential "is and 10 wlth a perimeter of more Intensive commercial and office 
uses, though the residentla nature s somewhat more continuous to the 
west and north, 
Two sides of the park are dominated approximately 20 storey high and 
very wide apartment bu !dings, wh e the rest of the area has some older wa k-
I '::I 
up and e evator apartments w 1'-h sma er sIde streets of sing e fam i I y detached 
houses of both frame and masonry construcTion, In general, the area -first developed 
as part of the major expans on of vvi nn peg between the years of 1895 and 1925. 
Thus, the bui dings stl standing are at a crit cal thresho d of physlca 
condition wh i I e the area s subject to some of the pressures that come from 
being on the edge of an expand ng central business district, the thrust for 
new office space being the major exception. 
The strength of this area Is in ts diversi The economic demand 
generated by mixed- ncome leve s permits the support of new and old commercia 
enterprises. The location of the par with n wa king distance to both downtown 
bus ness, transportation, eduoationa , and recreational faci I ties, is further 
enhanced by the aesthetic counterbalance of new large bul I dings on the one hand 
(thereby permitting more people toe oy the location) with the older low-rise 
individual houses that give a sense of human scale, personal survei lance, and 
a sense of heritage and "characte to the area. Adding to the economic and 
soc al mix are large old solid apartment blocks, symbols of past days of 
upper Income grandeur which today provide more reasonable levels of accommodation 
as the ri oh fo I I owed the in i ti a ure of suburban newness and opeh space. This 
mixture of owners and renters, of young and old, of residences near emp oyment and 
shopping opportun i g ves a vitality to the area that should b~ maintained. 
!low can these strengths be built upon so as -ro encourage contl nuous 
upgrading and desirable re-investment of human and capita resources rather 
than slow decline with sporadic new development, new development which collectively 
would destroy the very attractiveness of the area that encouraged the 
individual piecemeal decisions in the first place? For each individua 
is operating on the ass on that his one action can not affect the larger 
whole, and In the ong run th s s incorrect. 
A ski I fully designed de-J-a led act on area plan, by taking into account 
structural build ng conditions, expansion or consol dation plans of ex st ng 
commercial e~terprises, historlc values, and aesthet c features which can 
frequently be transfor-med nto economic return, \VOuld set out future uses 
and reduce uncertai The product of the plan would be matched by the 
mportance of the process of communn cation between peop e during its creation. 
Some of the tools to be used together might be as fo lows. Effec""rlve 
he ght Imitations where low-r se s desirable would encourage the rehab tat1on 
and restorat on of ex st ng sound bu ld ngs. They wou d a so hasten the deve opment 
of vacant and parcels which are now stand ng unproductlvely idle in 
anticipation of f:.Jture long term ga1n n what we m ght ca I a boom or bust 
eye e rather than a steady even flow of continuous p~duct ve use). This wou d 
occur through the s multaneous real zatlon that delay s in Itself costly and 
the creation of pos tive means i~o f nance change. Sensitive code enforcemenT_, 
absolute refusal or stgn f cant cense fees for the creation of parking lots 
on and designated for other purposes or when a specific area with n the district 
plan goes over a pre-des gnated ' . parK ng capacij and adjustment of prope 
tax assessment procedures so as to penal ze vacant !and hold ngs wh ch are at 
var ance w th the plan's objectives rather than allowing the over-rid ng pre-
/
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emineance of air rights to dominate the system are m~'rhods that can be employed. 
The determl nation of comp i a!'ICe w th the pI an, as we I i as a disincentive o·f 
unwarranted demo it on, wou d be the requirement that a realistic development 
or bui I ding permit for a part cular use be obtained before a demolition permit 
cou I d be granted, These methods wou d a I so encourage transfers of mmersh i p to take 
* Th s might be appropriate, say, for the now vacant lots on the east side of 
Kennedy Street just north of E I ice, vacant as a result of a fire 1* years ago. 
place, from parties not Interested in meeting t.he conservation area's 
objectives to both profit and non-profit groups that are. 
On the positive investment side, the wei I publicized co-ordination of the 
Manitoba Critical Horr,e Repair Program, the \1/innipeg Home Improvement Program, 
RRAP, AHOP, t~HRC, and private f nancial institutions would result in an 
nflux of gradual planned change, as the individual reluctance and risk or any 
one person or Institution acting a one would be superceded by the knowledge 
that others were simultaneous y also tak ng action. Thus, it becomes 
advantageous to part cipate n mprovement of the neighbourhood rather than 
d sadvantageous to go it a one. The fact that there are signs of individual 
mprovements to a few bui d ngs now s an encouraging sign, and it can be bu It 
upon. 
The subsequent ncrease In overa I property tax revenues from the 
general conservation area-wide lncrease n value cou d be speciflcal ly targeted 
to pay off the capital bonds that paid for individual ocal public mprovements In the 
d strict through a device knovvn as tax increment f nancing. This mechanism is now 
used by over 00 cities and count es n Cal lfornia as "the principa too for 
financing redevelopment act vitles,n and has been in existence there s nee 
11 952. This tool might be expecia ly valuable if pol tical difficult es are 
encountered in redirecting the thrust of \:Jinn peg's 5 year capital improvements 
program. 
On the code enforcement side, s.uch large and potentially vaiuab e hous ng 
resource as the Bi rkenhead and the 8 storey Ambassador apartment block bui I d ngs 
wi I I be faced with expensive upgrading orders under the apartment upgrading 
by- aw 1046 when they are nspected. Selective, flexib e, and timely inter-
ventions now, In advance of such an order, cou d set in motion events eading 
to rehabi I itatlon and f re safety upgrading w thin reasonable rent leve~ rather 
than either vacating or demol itlon, as occurred with the building on ElI ice or 11 
11. Ra ph Anderson and Assoc ates, Redevelopment and Tax lnc~ement Financinq by Citles 
and Count! es ; n Ca I lforn i a, January 1976, 97 pages, 
Kennedy Street. But such intervent on wi II require the joint co-operation 
of Ct~HC, banks, the owners of these p ropertl es, the rent contro I board, 
and the 1ilinnipeg Sui I ding Commission, Th s is exact y what the formation 
of a conservation district under the district plan mechanism can bring about 
if creatively administered, both n its technica!tools and its ability to 
create a arger, more focused context for each of these individual agencies 
that are now pursuing separate goals to work within. 
11. CONCLUSION 
The above sections out! ine a basic approach. More detailed work !s 
obviously required both in work ng out the specific techniques to be employed 
and the areas which might be tr ed as conservation districts. The fact 
remains that unless some action is 1nltiated soon; then for many critical areas 
ie. the l3roadway-i\ssinlboine area Central Park d strict, East of \'Jolseley 
Galmora West, parts of Fort Rouge it I!Vi I be too late. They are on the 
throes of change, and a! I that vv i be left in a few years time is regrets. The 
n t atlon of a conservation strategy shou d be a first priori in th r s ci 
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